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ABSTRACT 

If Congress passes legislation consolidating federal 
funding for vocational education, job training, and adult education, 
states will be free to combine federal funding with state programs to 
create more coherent and effective systems. If such legislation is 
stalled, states have the power to reform the patchwork that now 
exists, but doing so requires a vision of such a system. The 
continued proliferation of separate training and education programs 
has created concern about waste and duplication. A second, more 
serious consequence involves small effects from small programs. 
Another problem is the basic assumption underlying most job training 
programs — that job finding is the basic problem. Most job training 
programs are also completely ignorant about good teaching. The 
separation of training from adult education has been 

counter-productive. One way to develop a more effective education and 
job training system would be to recombine now-separate programs — to 
link job training with educational programs systematically. A 
coherent system does the following: arrays programs in a progression 
or ladder of increasing sophistication and skill; links existing job 
training efforts to the education system, with community colleges as 
the linchpin between the two; and proposes that adult education 
provide the academic or remedial instruction complementary to 
occupational training. This vision can build on principles that have 
already been articulated in the School-to-Work Opportunities Act of 
1994. (YLB) 
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Americans are great systems build- 

Throughout the nineteenth century 

into the twentieth, reformers tried to 
develop systemic approaches to social 
and economic policy, creating transporta- 
tion systems, a justice system, a social 
security system for the elderly, and a tax 
system. So too in education: the nine- 
teenth and early twentieth centuries were 
periods of creating an educational system 
progressing from kindergarten, through a 
sequence of grades with each a prerequi- 
site for the next, and on to higher educa- 
tion. 

A different set of job-related pro- 
grams has developed since the early 
1960s — one constructed apart from the 
schooling system. This process began 
with manpower programs during the 
1960s, consolidated in the Comprehen- 
sive Employment and Training Act 
(CETA) during the 1970s and reformed in 
the Job Training Partnership Act (JTPA) 
during the 1980s. Job training is also 
provided through the welfare system, to 
allow AFDC recipients to leave welfare. 
Other special-purpose efforts have prolif- 
erated, including those for dislocated 
workers who become unemployed as a 
result of economic changes beyond their 
control, like the decline of defense indus- 
tries or foreign competition. Still another 
part of the current “system” is publicly 
funded adulteducation, which furnishes a 
patchwork of remedial education, English 
asa Second Language (ESL), and miscel- 
laneous other subjects, provided in a be- 
wildering array of institutions. 

The establishment of job training and 
adult education manifests one of the most 
generous American impulses: to create 
educational and economic opportunities 



for as many people as possible, in this case 
through “second chance” programs. How- 
ever, the creation of these programs has 
led to special difficulties, particularly those 
of cohesiveness and effectiveness — and 
therefore to periodic efforts to reform the 
system. 

Thecurrent deliberations inCongress 
about consolidating federal funding for 
vocational education, job training, and 
adult education provides the latest ex- 
ample of such reforms, and one which 
presents a rare opportunity for states. If 
Congress manages to pass such legisla- 
tion, then states will be freed from federal 
restrictions and able to combine federal 
funding with their state programs to cre- 
ate more coherent and effective systems. 
Even if such legislation is stalled, states 
still have the power to reform the patch- 
work that now exists. But doing so re- 
quires a vision of such a system. In this 
CenterFocus , I present a vision in which 
programs are arrayed in a progression or 
“ladder” of increasing sophistication and 
skill; existing job training efforts are linked 
to the education system, with community 
colleges as the linchpin between the two, 
and adult education providing the aca- 
demic or remedial instruction comple- 
mentary to occupational training. This 
vision can, fortunately, build on prin- 
ciples that have already been articulated 
in the School-to-Work Opportunities Act 
of 1994. 

Diagnosing the Problem: 

The Separation of Job Training 
From Education 

Over the past 30 years, a distinction 
has emerged between education and job 
training . Job training programs are gen- 
erally much shorter than educational pro- 
grams, perhaps 10 to 15 weeks long. In 
addition, they are open only to those who 
are eligible — for example, to the long- 
term unemployed or dislocated workers 



in JTPA, or to welfare recipients — rather 
than being open to all. While this practice 
focuses resources on those who most need 
help, job training programs concentrate 
individuals who have been unemployed 
and on welfare; this has created a power- 
ful stigma so that many employers refuse 
to hire from these programs. 

In contrast to the provision of educa- 
tion in familiar institutions, job training 
services are offered in a bewildering vari- 
ety of educational institutions, commu- 
nity-based organizations (CBOs), firms, 
unions, and proprietary schools, making 
it difficult to determine how services are 
organized and provided. J ob training pro- 
grams also offer a much greater variety of 
services than education, including class- 
room instruction in both basic (or reme- 
dial) academic subjects and vocational 
skills; on-the-job training; work experi- 
ence; and job search assistance. Job train- 
ing also supports placement efforts more 
often, while educators are more likely to 
declare that they are responsible for “edu- 
cation, not employment.” Finally, the 
goals of education programs generally 
encompass political, moral, and intellec- 
tual purposes as well as occupational ends; 
but job training focuses exclusively on 
preparing individuals to become em- 
ployed. 

The separation of job training from 
education has been unfortunate in several 
respects. One is that the continued prolif- 
eration of separate training and education 
programs has created the sense of having 
too many efforts all doing the same thing, 
leading to concerns with waste and dupli- 
cation. The proliferation of programs 
also creates con fusion about w hat is avail- 
able. According to the General Account- 
ing Office, in 1995 more than 160 distinct 
federal programs supported education and 
job training at a cost of $20.4 billion, and 
many states have initiated their own train- 
ing. This creates confusion among em- 
ployers, potential clients, and policy- 
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makers alike. As America's Choice : High 
Skills or Lower Wages! (1990) described 
the problem. 

The network of public training activities 
in the country has thus been created as a 
result of unrelated education, social, and 
economic development goals rather than 
from any overall vision of human re- 
source development. . Jheresultisacrazy 
quilt of competing and overlapping poli- 
cies and programs, with no coherent sys- 
tem of standardization or information ex- 
change service on which various provid- 
ers and agencies can rely . 

A second and ultimately more seri- 
ous consequence of the separation of job 
training from education involves effec- 
tiveness. To be sure, most job training 
programs do increase employment and 
earnings, and reduce the amount of wel- 
fare benefits individuals receive; except 
for the least effective programs, the ben- 
efits of job training usually exceed the 
costs, so they are “worth doing” in this 
sense. However, the benefits are too 
small to change the lives of individuals 
enrolled in them. On the average, pro- 
grams increase earnings by about $200 to 
$500 per year, too little to move individu- 
als out of poverty or off welfare. And 
even these meager benefits begin to de- 
cline about four years after enrolling; af- 
ter five years there is typically no differ- 
ence between those who have enrolled in 
job training and individuals who have not. 
Even in JTPA, which is thought to be 
outcome-oriented because of its perfor- 
mance standards, local programs tend to 
“play to the indicators,” concerned with 
meeting specific performance targets, but 
indifferent to other dimensions of suc- 
cess — for example, long-term employ- 
ment The result is that the official perfor- 
mance measures are uncorrelated with the 
true effects on earnings. 

Many reasons for these weak results 



can be traced to the original separation of 
education from job training. A dominant 
reason is simply that small programs have 
small effects. The individuals enrolled in 
job training often have multiple problems 
and several barriers to employment: they 
often lack job-specific skills, general aca- 
demic skills, and the kinds of values (in- 
cluding motivation, punctuality, the abil- 
ity to work with others) necessary to find 
and keep employment; some of them have 
more serious problems like drug and alco- 
hol abuse, physical handicaps, other health 
problems, depression and mental health 
problems. But most job training pro- 
grams are “small” in the sense that they 
last a very short period of time, rarely 
more than twenty weeks; and they often 
provide a single kind of service rather 
than a variety of complementary services 
for individuals with multiple needs. As an 
indicator of their intensity, job training 
programs cost much less — in the vicinity 
of $2,200 per person — than do commu- 
nity college programs, whose cost per 
person averaged $5,700 in 1993. Job 
training administrators often take pride in 
this: they sometimes say, for example, 
that they offer “Chevrolet” programs com- 
pared to the “Cadillacs” of educational 
institutions. But this attitude masks a 
profound disjunction between the needs 
of their clients and the short duration and 
limited services they provide. 

A related problem, given the mul- 
tiple barriers to employment of many in- 
dividuals, is that job training programs 
typically provide “one shot” efforts. A 
particular program is not usually linked to 
any other programs, either those with 
complementary services (like re- 
mediation) or those with more advanced 
training. There are very few mechanisms 
following individuals through the “sys- 
tem,” helping them make transitions 
among programs, providing them with 
assistance if they falter, or giving them 
information about the alternatives avail- 



able. In most communities, what could 
be a well articulated system with a con- 
tinuum of remedial and job-specific edu- 
cation is instead a patchwork of discon- 
nected pieces. 

Another problem caused by the sepa- 
ration of training from education is the 
basic assumption underlying most job 
training programs, which have stressed 
moving individuals into employment But 
this tactic assumes that job finding is the 
basic problem, and that once individuals 
get jobs they will remain employed. In 
contrast to education programs, there has 
been much less attention to enhancing 
basic competencies — cognitive, voca- 
tional, and personal — that might allow 
individuals to keep their jobs over the 
long run and to advance. It should not be 
surprising that the long-run effects of job 
training programs are so paltry: they can 
urge individuals to be employed more, 
but they do not prepare them for skilled 
and better-paid occupations. 

In addition, most job training pro- 
gram s are completely ignorant about good 
teaching. Job training programs almost 
universally use conventional pedagogical 
techniques based on “skills and drills,” 
with instructors drilling endlessly on a 
series of inherently meaningless sub- skills. 
This approach is likely to be particularly 
ineffective for the individuals in job train- 
ing, most of whom have not done well in 
school; why they should suddenly be able 
to learn from conventional instruction in 
short programs with bad teaching is un- 
clear. 

My diagnosis, then, is that the sepa- 
ration of training from education has been 
counter-productive. The real economic 
rewards are to be found in the educational 
system, not in job training, since the ben- 
efits of postsecondary certificates and 
Assoc iate degrees are under the right con- 
ditions much more substantial than those 
from job training. But the separation has 
also worked to the detriment of the educa- 
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tion system too, which could learn from 
job training about the importance of per- 
formance and outcomes rather than en- 
rollments as a measure of success, and 
about the value of placement and related 
support services. 

My diagnosis of the problems with 
adult education is similar (Grubb and 
Kalman, 1994). While the variety of adult 
education is bewildering and makes gen- 
eralization difficult, most are indepen- 
dent of occupational education and train- 
ing, so the possibilities for teaching aca- 
demic competencies in the contextof work 
is lost. Their instructors are part-time and 
poorly trained, and the teaching methods 
in the vast majority are the didactic, 
teacher-centered, behaviorist approach I 
call “skills and drills" — an approach con- 
trary to most principles of good practice in 
adult education. Even when education 
and training programs send their clients to 
adult education for remedial purposes, 
there are no mechanisms of following 
them to see whether they complete adult 
education and make it back into job skills 
training; one JOB S administrator lamented 
sending clients to “the black hole of adult 
basic education.” The progress of most 
individuals in adult education is meager; 
as one long-time observer described it 
(Diekhoff, 1988, p. 629): 

Adult literacy programs have failed to 
produce life-changing improvements in 
reading ability that are often suggested by 
published evaluations of these programs. 
It is true that a handful of adults do make 
substantial meaningful improvements , but 
the average participant gains only one or 
two reading grade levels and is still func- 
tionally illiterate by almost any standard 
when he or she leaves training. 

Thus, the separation of adult education 
from other forms of education and train- 
ing has impoverished it in every way, 
much as has happened to job training. 
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A Different Vision: 

Vertical Articulation and 

“Ladders” of Opportunities 

One way to develop a more effective 
education and job training system would 
betorecombine now-separate programs — 
to link job training with educational pro- 
grams (including adult education) sys- 
tematically. In developing this vision, the 
recently-enacted School-to- Work Oppor- 
tunities Act of 1994 (S TWO A) articulates 
the principles that could guide state ef- 
forts. While the STWOA was intended to 
reform high schools, it can be interpreted 
as specifying five elements for successful 
workforce programs at any level: 

• Vocational skill training, of vary- 
ing length to prepare individuals for jobs 
of different levels of skill, responsibility, 
earnings, and stability. 

• Academic instruction, integrated 
with occupational education. In job train- 
ing programs, this could refer to remedial 
instruction, which proves to be necessary 
for many individuals. 

• The inclusion of work-based edu- 
cation, coordinated with classroom -based 
instruction through “connecting activi- 
ties.” Work-based learning provides a 
different kind of learning, complemen- 
tary with classroom instruction. 

• The connection of every program 
to the next program in a hierarchy of 
education and training opportunities. In 
the STWOA, high school programs are 
explicitly linked to postsecondary oppor- 
tunities through tech prep. The analogy in 
job training programs is that every pro- 
gram should be connected to a further 
program at a higher skill level. 

• The use of applied teaching meth- 
ods and team-teaching strategies. By im- 
plication, all school-based and work-based 
instruction should incorporate pedagogies 
that are more contextualized, more inte- 
grated, student-centered, active (or con- 
structivist), and project- or activity-based. 
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Currently, of course, most education 
and job training programs violate these 
principles. The overall task of developing 
a more coherent and integrated program 
of education and job training is substan- 
tial, and I can only outline the elements 
that would be necessary. However, if the 
central vision of the School-to-Work Op- 
portunities Act is kept in mind, then the 
elements necessary to realize this vision 
can be developed over time. 

A coherent “system” would require 
all programs to be linked, to create a series 
of sequential education and training ac- 
tivities that individuals can use to progress 
from relatively low levels of skill (and 
relatively unskilled and poorly-paid work) 
to higher levels of skill and more demand- 
ing, better-paid occupations. Forexample, 
individuals with no occupational skills 
and little experience could enter short- 
term job training programs, of the kind 
now provided by JTPA and welfare-to- 
work programs, that would provide 15 to 
30 weeks of instruction preparing them 
for modestly-skilled entry-level jobs. 
They could then either leave for employ- 
ment, helped by appropriate placement 
services; or they could enter a subsequent 
job training program, presumably a cer- 
tificate program leading to more skilled 
jobs. Individuals needing to support them- 
selves immediately would go into em- 
ployment, but they would be able to re- 
enter the system when the conditions of 
their lives permit, and continue up the 
ladder of opportunities. The linkages 
among programs would be occupation- 
ally specific; for example, a community- 
based organization or a vocational school 
could offer a fifteen week electronics pro- 
gram providing access to relatively un- 
skilled assembly-line employment; after 
working for awhile, an individual could 
continue in a certificate program in elec- 
tronics in a community college. 

In turn, certificate programs would 
prepare individuals for employment or 
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for subsequent continuation in an Associ- 
ate degree program , depending once again 
on the life circumstances of individual 
students. In turn. Associate programs are 
usually connected to baccalaureate pro- 
grams, through articulation agreements 
and transfer centers that are part of many 
community colleges. In this vision, the 
lower levels of job training could be pro- 
vided in institutions outside of educa- 
tion — in community-based organizations, 
unions, and firms — as well as in area 
vocational schools and two-year colleges; 
but most certificate and Associate-level 
occupational instruction would take place 
in community colleges and technical in- 
stitutes. In this way, two-year colleges 
would become the point of connection 
between what is now the job training 
system and the educational system. 

One requirement for creating such a 
“ladder” is that every job training pro- 
gram in a community would be required 
to specify those programs to which it 
leads, and those lower-level programs 
which are “feeders” into the program. 
This would provide information to stu- 
dents about the appropriate sequence of 
programs. In addition, the process of 
developing agreements among different 
providers would require collaboration in 
the design and delivery of education and 
training — not merely cooperation in pro- 
viding information to one another. This in 
turn requires individual providers to view 
themselves as parts of a system, and view- 
ing their mission both as preparing indi- 
viduals for employment and as preparing 
individuals for continued education and 
training. 

Creating such vertical ladders would 
require the kinds of articulation mecha- 
nisms that now exist between some com- 
munity colleges and four-year colleges, 
or that are created in tech-prep programs — 
intended to smooth the transition from 
one institution to another. Mechanism s of 
tracking individualsover time would make 
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sure they do not become “lost” in the 
system and that they have access to the 
information they need to continue. Such 
tracking mechanisms are similar to the 
caseworker function in welfare programs, 
and to the student tracking systems de- 
vised by some community colleges to 
provide counseling and guidance to stu- 
dents who fall behind their stated career 
goals. 

A system of credentials would make 
the functioning of this vertical system 
easier. If vocational education and job 
training programs are vertically se- 
quenced, then it is necessary to know that 
an individual has mastered certain com- 
petencies before progressing to more ad- 
vanced education. This could be done 
through existing education credentials. 
Alternatively, this could be done through 
the development of occupation-specific 
skill standards, created with the participa- 
tion of employers. However, the process 
of developing credentials is horrendously 
complex and involves many pitfalls — for 
example, standard multiple choice tests 
often lead to the worst “skills and drills” 
teaching methods — so that the benefits of 
skill standards must be weighed against 
the costs. 

There are several reasons for empha- 
sizing vertical integration and “ladders” 
of carefully sequenced education and train- 
ing programs: 

• This vision can build on existing 
programs, linking and improving them 
rather than creating new programs that are 
unlikely to be funded. 

• The individuals within the educa- 
tion and training system who are in the 
greatest need require a number of differ- 
ent competencies including basic language 
and mathematical skills; job-specific 
skills; and personal attributes like motiva- 
tion, discipline, and persistence. It is 
difficult to integrate them into the eco- 
nomic mainstream except in small steps, 
providing support (via welfare, training 



subsidies, or unskilled work) in the in- 
terim. 

• Many of those in need of education 
and training need to work while they are 
enrolled. Since they cannot afford to stop 
. working for one to four years, they need to 
accumulate small amounts of education 
and training, work a while, and return to 
school (probably part-time) to further im- 
prove their skills. 

• Existing programs are hierarchi- 
cally arranged anyway — this is one rea- 
son that there is not that much duplication . 
Individuals on AFDC are typically less 
well-prepared and experienced than those 
in JTPA, who in turn are less well-pre- 
pared than the typical community college 
student In job training, area vocational 
schools and JTPA programs provide 
shorter and less sophisticated programs 
than community colleges. In literacy and 
remediation, community-based volunteer 
programs enroll those who are completely 
non-literate, while adulted programstypi- 
cally start at the 4th or 5th grade-level 
equivalent and lead to a GED, and com- 
munity college programs aim to prepare 
individuals for college-level English 
courses. As long as there are hierarchies 
in existing programs, it makes sense to 
take advantage of them. 

• Even where communities provide a 
range of services, the pathways through 
them are unclear. Furthermore, eligibility 
standards are inconsistent, assessmentpro- 
cedures are varied, and the content of 
programs is uncoordinated — and so in 
practice the range of education and ser- 
vices provided is not a smooth continuum. 

• Currently there are few mechanisms 
for revealing low quality in the “system.” 
If programs are linked vertically, and a 
receiving program finds preparation in 
the sending program to be inadequate, 
there is a new incentive for blowing the 
whistle on ineffective programs. 

There are, then, many advantages to 
linking the existing systems of vocational 
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education and job training. The advan- 
tage is not primarily that of eliminating 
waste and duplication, since there is very 
little of that. Instead, a unified system has 
the possibility of being more effective — 
particularly for the individuals who find 
themselves in short-term job training pro- 
grams with small and short-lived payoffs. 

The system of vertically coordinated 
programs involves many detailed changes, 
many of which must be worked out at the 
local level. For example, such a system 
will require a state agency to oversee its 
development; a local or regional council 
to monitor local changes; incentives for 
vertical coordination, and disincentives 
to programs maintaining their indepen- 
dence from others; information systems 
and “case managers” to track individuals 
through the system so they do not become 
“lost” ; and deci sions about abolishing pro- 
grams that are inconsistent with the cen- 
tral vision. Despite the magnitude of 
these changes, a vision of vertical integra- 
tion provides a goal that is more appropri- 
ate to the needs of many individuals, and 
can create a coherent and effective system 
of education and job training from the 
quagmire that now exists. 

— W. Norton Grubb 
NCRVE Berkeley Site Director 
Professor of Education 

University of California, Berkeley 

This CenterF ocus draws in part on Grubb 
(1996a) and (1996b), which summarize a 
great deal of research supported by the 
National Center for Research in Voca- 
tional Education, School of Education, 
University of California, Berkeley. 
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